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COMPTROLLER GENERAL'S
REPORT TO THE CONGRESS

DIGEST

WHY THE REVIEW WAS MADE

U.S. authorities estimated 1n
1973 that

--all cocaine abused in the:
United States was grown in
South American countries, and

-—-about 50 percent of the
heroin reaching the United

States passed through South

or Central American countries
and Mexico. (See p. l.)

GAO conducted a review to de-
termine U.S. efforts to stop
the flow of cocaine and heroin
from and through South America.

FINDINGS AND CONCLUSIONS

U.S. enforcement objectives in
South America are to stop co-
caine and heroin bound for the
United States either by cutting
off the drugs or eliminating
local illicit production. U.S.
Ambassadors are responsible for
seeing that U.S. objectives are
achieved in each country. They
are supported in the drug area
by the Drug Enforcement Admin-
istration, the prime U.S. drug

PROBLEMS IN SLOWING THE FLOW OF
COCAINE AND HEROIN FROM AND
THROUGH SOUTH AMERICA

Drug Enforcement Administration
Department of Justice
Department of State

Central Intelligence Agency

enforcement agency; the Central
Intelligence Agency, the pri-
mary foreign clandestine intel-
ligence collection agency; and
drug control committees. formed
in 1971 in each country. Since
then - : o

--drug seizures and arrests
have increased;

-—cooperation on the part of
some South American countries
has improved;

-=local government officials -
are more aware of drug abuse
problems;

-~foreign narcotic enforcement
groups have been more effec-
tive; and

--better information has become
available on drug traffick-
ing., (See pp. 2, 4, and 5.)

However, it is unrealistic to
expect that large quantities of
cocaine and heroin will no
longer reach the United States
from South America. Delays in
progress can be expected be-
cause of the magnitude of the
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problem, the difficulties in

dealing with corruption, polit-
ical instability, insufficient
equipment and trained person-
nel, and lack of effective drug

laws in South America. (See
p.}s.)
GAO found that U.S. enforcemen;

efforts have been hampered by

--the need for increased intel-
ligence gathering, sharing,
and cooperation among U.S.
agencies involved in drug in-
terdiction,

=~the need for more aggressive,
actions by the Department of
State to support drug agents
and prograns,

-~-inadequate extradition trea-
ties or workable alterna-
tives,

--inefficient use of the judi-
cial system as a deterrent to
trafficking,

--inadequate utilization of in-

telligence to make drug in-
terdictions at U.S. ports of
entry,

--limited and ineffective ef-
fort by local enforcement
groups to combat the inter-
national drug problem,

--the need for an increased use
of resources to identify and
systematically immobilize
major traffickers, and

ii

--problems. in allocating funds
and manpower to accomplish
enforcement objectives.

Ihtelligence sharing and
agency cooperation

The development of foreign
narcotics intelligence is a
prime responsibility of certain
Drug Enforcement Administration
and Central Intelligence Agency
officers stationed overseas.
This dual responsibility for
narcotics intelligence was as-
signed by Presidential dlrec-
tive. (See p. 17.)

There was anly limited coopera-
tion between these two agen-
cies. . Enforcement activity
also was hampered because of
jealousies between the two com-
peting intelligence/enforcement
groups. Other factors contrib-
uting to the problem are dif-
ferent objectives and modes of
operations and a mutual lack of
trust. (See p. 20.)

The exchange of intelligence
among all U.S. agencies on the
movements of international drug
traffickers was limited. The
Immigration and Naturalization
Service, Bureau of Prisons, and
the State Department have in-
formation on aliens involved
with drugs. But, this informa-
tion has not been effectively
used by the Drug Enforcement
Administration to increase its
success in locating and



immobilizing major trafflckers.
(See p. 27.)

Before establishing the Drug"
Enforcement Administration in
July 1973, drug agents of the
Bureau of Narcotics and Dan-
gerous Drugs, and Customs on
foreign assignments regularly
received intelligence data on
movements of ships, auto-
mobiles, and traffickers from:
the Customs Service. After
July 1973, this information
was no longer provided, since
those special agents remaining
with Customs were no longer .
permitted to engage in narco-
tics activities as a primary
mission. (See p. 29.) :

State Department involvement
and host country action

There is room for Embassies to
improve drug enforcement ac-
tions, and provide Embassy of-
ficials with familiarization
training in drugs, _
and enforcement activities. -
_(See p. 42.)

Extradition

One of the most important U.S.
goals is to immobilize traf-
fickers, either in the United
States or in other countries.
The Drug Enforcement Adminis-
tration needs to either re-
trieve violators who have fled
from the United States and
prosecute them in U.S. courts’
or to have them prosecuted in

trafficking,

iii

the country to which they fled.
Extradition ‘agreements permlt

the transfer of alleged crim-
inals from one nation to another.
In 1966, the then Acting Commis-
sioner of Narcotics stated that
obtaining the extradition of
narcotics offenders had become”

a problem.f Now, in 1975, this

is still the case. (See

p. 44.) v

The Drug Enforcement Adminis-
tration, and the Departments of
Justice and State are consider-
ing various approaches to im-
proving extradition procedures,
such as efforts to negotiate
new treaties and the hiring of
local attorneys in various
countries to handle extradition
paperwork and procedures. New
treaties need to be negotiated
or workable alternatives found
that will provide the necessary
tools to insure that drug traf-
fickers are immobilized. (See
p. 46.) '

Jhdicial system

There are many barrlers to
stopping -the flow of cocaine
and heroin coming to the United
States--some are beyond the
control of U.S. agencies.

One is that the judicial system
is not being effectively used
as a deterrent to trafficking.
Drug Enforcement Administration
officials said that the judi-
cial districts that adhere to
the spirit of the law in



processing drug cases are a
distinct minority and that lax
procedures and weak sentences
are the rule. (See p. 31.)

Inadequate utilization of
intelligence to make drug
interdictions at U.S. POrts

Adequate intelligence on drug
traffickers, their travel pat-
terns and modus operandi, was
not being furnished to the
United States Customs Service
to permit them to cut off drugs
at U.S. ports. Customs Service
said that since the Drug En-
forcement Administration became
the primary source for this
information,

--narcotics suspects being fur-
nished decreased by 56 per-
cent during fiscal year 1974,

--license tags provided is less
than one-~tenth of the number
previously furnished, and

--narcotics seizures based on
prior information had de-

- creased from 1l to 5 percent.
(See p. 31.)

Host country effectiveness

There have been increases in
activities by local enforcement
agencies to impede the flow of
drugs in most South American
countries. But, further prog-
ress is impeded by -

--corruption and political
instability;

iv

-=lack of qualified and dedi-
cated enforcement personnel
and needed equipment;

~=lack of effective laws in
some countries concerning
penalties for drug offenses
or for the destruction of
seized drugs; and

~-low salaries and an inadequ-
ate reward system to motivate
local police to increase drug
enforcement efforts.

Immobilization of major
tratfickers

The Drug Enforcement Adminis-
tration claims that most of its
enforcement effort should be
directed toward immobilizing
major violators. 1In South
America less than 50 percent

of enforcement time is directed
to this task. One of the main
reasons for this was that re-~
quests from domestic regions,
not involving major violators,
required too much of the local
Drug Enforcement Administra-
tion's time. (See p. 59.)

exist with the identi-
and systematic immobi-
lization of major traffickers.
The Drug Enforcement Adminis-~
tration's Regional Office did
not retain a current listing of
those major traffickers operat-

Problems
fication

- ing within the region, and the

major traffickers being worked
in the district offices were
not always the same as those on
file in the Regional Office.
(See p. 61.)



A solution to the problem of
focusing resources on major
narcotics traffickers has re-
cently been developed jointly
by the Central Intelligence
Agency and Drug Enforcement
Administration and approved by
the Cabinet Committee on Inter-
national Narcotics Control.
This joint program has been
undertaken to identify and col-
lect intelligence on the major
international narcotics traf-
fickers operating throughout
the world..

These individuals are listed in
the Major International Narco-
tics Traffickers Register which
is available to the Central In-
telligence Agency and Drug En-
forcement Administration in

Washington and overseas. This
register does not include Amer-
ican citizens. (See p. 35.)

The Major International Narco-
tics Traffickers Program and
the specialized computer system
appear to be a practical means
of focusing limited resources
where they will have the great-
est impact through systemati-
cally collecting and processing
intelligence on the traffickers
of greatest priority. This in-
formation with adequate physi-
cal description can be of great
assistance to the Customs Serv-
ice in performing its interdic-
tion role. (See p. 31.)

RECOMMENDATIONS

GAO made several recommenda-
tions to the Attorney General
and the Secretary of State

which should help slow the flow
of cocaine and heroin from and
through South America. (See
PpP. 36 and 54.)

AGENCY ACTIONS AND UNRESQOLVED
ISSUES

GAO did not submit this report
to the Department of the Treas-
ury for written comments; how-
ever, pertinent sections were
discussed with officials of the -
United States Customs Service
and their comments and sugges-
tions were considered. GAO did
submit the report to the De-
partments of Justice and State,
and to the Central Intelligence
Agency for written comments.
These agencies agreed in gen-
eral with GAO's recommendations
and provided GAO with correc-
tive actions (included in the
report) they are taking. (See
apps. I, II, and III.)

The Administrator, Drug En-
forcement Administration, told
GAO on April 3, 1975, that he
plans to establish a second
regional office in South
America. GAO believes that
this will provide greater con-
trol and supervision over drug
programs, increase their effec-
tiveness, and eliminate some of
the problems noted in this
report.

Some of the problems discussed
in this report describe the
situations that existed during
1972 and 1973. Agency offi-
cials told GAO that some of
these situations no longer
exist and improvements are



being made in others. The cur-
rent status of these findings
are discussed in the report.

MATTERS FOR CONSIDERATION
BY THE CONGRESS

This report advises the Con-
gress of efforts needed and be-
ing taken to slow the flow of
drugs into the United States
from South America and should
be useful in future hearings on
the overall drug abuse problem.

vi

To insure that greater numbers
of major international drug
traffickers are immobilized,
there is a need for increased
intelligence, better inter-
agency cooperation, and more
realistic extradition agree- .
ment. Because these areas in-
volve several agencies and past
jealousies have reduced their
effectiveness, the Congress may
wish to inquire periodically
into what is being done in
these three wvital areas.



CHAPTER 1

INTRODUCTION

Cocaine is increasingly becoming the choice for many drug
users in the United States. Arrests and seizures involving
cocaine during 1973 were 149 and 185 percent higher than in
1970, respectively. The Drug Enforcement Administration's
(DEA's) foreign cooperated arrests during the first half
of fiscal year 1975 numbered 689 of which 236 were arrested
for cocaine. While cocaine is not physically addicting, its
high stimulant, hallucinatory and ecstatic effect combined
with the severe depression which occurs during withdrawal,
impels the abuser to seek a new high. -Also, chronic use
may result in paranoid delusions or aggressive action. For
example, it is said that the heroin addict commits crime
to obtain the drugs, but the cocaine user commits crime
while under the influence of the drug.

According to U.S. authorities, all cocaine abused in
the United States comes from the Andes Mountain area in
South America, where it is cultivated. South America, to
a lesser extent,. is also an indigenous source for marihuana,
heroin, and various hallucinogenic drugs. However, enforce-
ment effort in South America is mainly directed toward cocaine
and the use of South America as a transshlpment point for
European and Asian heroin. :

DEA estimated that more than 50 percent of the heroin
seizures in the United States during 1973 passed through
Latin America on its way to drug users in the United States.
DEA officials indicated that this had decreased during 1974.
Several factors make South America a very attractive place
for drug transactions, including (1) South America's ex-
panding role in international commerce and travel, (2) the
political climate, (3) the number of inhabitants that have
ethnic and family ties to Europe and Asia, and (4) its
history of contraband smuggling activities.

U.S. ENFORCEMENT
EFFORT IN SOUTH AMERICA

To achieve its objectives of stopping the flow of
drugs as close to the source as possible, the former Bureau
of Narcotics and Dangerous Drugs (BNDD) established a regional



office in South America in January 1972.  Before that time
enforcement effort in South America had been coordinated by
BNDD's Mexico regional office. On July 1, 1973, BNDD, along
with the Office for Drug Abuse Law Enforcement, the Office
of National Narcotics Intelligence, and drug enforcement
personnel from the Bureau of Customs were merged to form
DEA in the Department of Justice.

DEA has responsibility for U.S. drug enforcement pro-
grams in South America. As of January 31, 1975, 32 of DEA's
2,086 agents were Stationed in South America, either in the
regional office or one of 1l district offices. For fiscal
year 1976, DEA requested about $151 million. The 1974 and
1975 budget is divided into the following areas:

_ Appropriation
Budget activity 1974 1975

(000 omitted)

Law enforcement:

Criminal enforcement $ 81,004 S 96,044
Compliance and reqgulation 9,078 10,776
State and local assistance 10,188 11,475
Intelligence 5,516 9,461
Research and development 6,491 6,734
Executive direction 222 510

U.S. EMBASSY INVOLVEMENT

In 1971, U.S. Embassy involvement in drug law enforce-
ment increased in many countries as a result of the
President's directive establishing the Cabinet Committee
for International Narcotics Control to coordinate activities
of curtailing and eventually eliminating the flow of illegal
narcotics and dangerous drugs into the United States. To
complement the Washington effort, drug control committees
have been formed in some foreign nations to stop illicit
drug trafficking. The committees are responsible for coordina-
ting and guiding U.S. anti-drug activities in their respective
countries. The committees' first task was to develop plans



outlining, among other topics, the (1) host country's
influence on the U.S. drug problem, (2) U.S. goals and
objectives to counteract this influence, and (3) specific
steps to achieve these goals and objectives.

Committees have been formed in various countries in
South America and action plans have been developed. 1In some
countries full-time drug coordinators have been assigned.
Committee membership usually includes representatives from
the Department of State, DEA, Central Intelligence Agency
(CIA), Agency for International Development, and the United
States Information Service. To assist in gathering and
analyzing pertinent data, a subcommittee on Narcotics In-
telligence was established in some countries.

Because of national concern, GAQ has provided the Con-
gress with several reports over the past few years on drug
enforcement. A list of some of these reports is included
as appendix 1IV.

SCOPE OF REVIEW

We reviewed U.S. efforts to stem the flow of illicit
drugs from South America and examined the programs and ef-
forts being made by DEA, Department of State, and CIA to
confront the problem. Our review was made at:

-=-DEA's Washington, D.C. headquarters and South
America regional offices;

--J.S. Embassies in 10 countries in South America;
~-Department of State, Washington, D.C.; and

--CIA headquarters, Langley, Virginia, and CIA Stations
in South America.

We examined DEA, CIA, and Department of State documents;
and DEA, CIA, Department of State, and other agencies' files
on drug control activities. We also discussed the illicit
drug situation in South America with numerous agency officials.

Photographs and maps in this report were supplied b
DEA unless otgerwise indicated. P PP !



CHAPTER 2

OBJECTIVES, PROGRESS, AND
DRUG SITUATION IN SOUTH AMERICA

The U.S. strategy of reducing drug abuse consists of
various programs in the areas of law enforcement and control,
treatment and rehabilitation, education and training, and
research. Success, if obtained, will be the result of a
balanced effort in these areas. ' '

U.S. aobjectives in South America are to identify and
disrupt major drug distribution organizations operating
through or from there. Prime emphasis .is directed toward
heroin and cocaine systems, with secondary emphasis directed
toward marihuana or dangerous drugs. Under DEA's Geographical
Drug Program important drug producing and distributing coun-
tries have been divided into geographical areas by drug or
drugs for concentrated intellingence gathering and enforce-
ment effort. Latin America, including Mexico, Central, and
South America, is one of the six principal drug trafficking
networks so designated. This area has been identified for
concentrated activity dealing with heroin and cocaine.

As of September 1973, 52 major heroin and cocaine
traffickers had been identified by the South American regional
office for priority enforcement effort. Regional officials
stated that in order to achieve their overall goal they must

~—improve intelligence gathering,
~-improve flow of intelligence among U.S. agencies,

--encourage improvement in local drug enforcement
through training and equipment grants,

--obtain major traffickers for trial in the United
States when local laws and judicial systems are not
adequate,

--encourage improvement in local laws and judicial
systems,



--fogter cooperation among the various South American
countries,

--encourage increased participation of other 1local
agencies (customs, military, etc.) in drug control,
and

-=-overcome administrative and personnel problems.
PROGRESS

' Progress has been made although it has been slow. 1In
most South American countries there has been an increase in

local drug enforcement efforts which can be attributed largely

to U.S. influence. Many countries established narcotics en-

forcement groups to combat the increasing international drug

problem and some countries even revised or changed their

laws to increase the penalties for drug cultivation, use,

or trafficking.

The local drug enforcement unit in one country has been
in existence for four years, whereas, another country's drug
unit only became operational in 1973. 1In one country, three
local enforcement agencies have each formed narcotics enforce-
ment units. Other similar units have been formed throughout
South America.

The laws in some countries have been revised or changed
to make the use or trafficking of drugs less desirable. For
example, on October 17, 1973, one country unanimously adopted
a new narcotics law which culminates various diplomatic moves
and overtures by the U.S. mission seeking more stringent laws.
In another country, the drug law has been revised to include
penalties of from 8 to 12 years for drug trafficking.

There have been arrests of drug traffickers, seizures
of drugs, and extradition and expulsion of drug traffickers
to the United States for prosecution. For example, DEA _
reports the arrest of 14 high-level traffickers during fiscal
year 1973.

However, it is unrealistic to expect within the near
future that large quantities of cocaine and heroin will no
longer reach the United States from South America. Some of
the delays in progress can be expected because of difficulties
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The coca plants are harvested from two to six times a year by stripping the leaves from the
plant.
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:er the leaves have been removed from the plant, they are dried in the sun before shipment.
elatively smail amount is exported to the United States where the leaves yield flavoring ex-
cts for an expanding beverage industrv. and cocaine is used for medical purposes.

8



In South America, the coca leaf is chewed for refreshment and relief from fatique, much as
Morth Americans once chewed tobacco. The ancient custom of coca-chewing is illustrated by
a pot from the Mochica Culture that dates from 600 to 800 A.D.

9



The coca leaf is converted to coca paste in a large number of primitive or mobile laboratories.
These laboratories have small production capacities, making batches of coca paste of about
two to three kilograms at a time.

This illicit laboratory had an estimated production capacity of 110 pounds of cocaine per
month.

10



Coca leaves and cocaine hydrochlioride. The cocaine paste (above to left) is converted to the
crystalline cocaine and smuggled into the United States. Above right is an unusual crystailine
form of cocaine; below, cocaine (nickname ‘“snow’") as it normally appears on the illicit market.
Abusers in the United States generally inhale it (*snort’"), or inject it into the body after mix-
ing the crystalline powder with heroin.

11



Coca Cultivation & General Trafficking Routes

_ ‘ Principle areas of commercial coca cultivation

@ Some other sites where coca grows or has been grown



in dealing with éo:ruption, political instability,
insufficient equipment and trained personnel, and lack of
uniform laws in South America.

'DRUG SITUATION

Cocaine

. The majority of coca leaves are grown in two countries
(see pictures and map on pp. 6 to 12) with limited growth
in three other countries. This use of coca dates back to
the time of the Incas and today tea made from the leaves
is very common. Because the yield of cocaine is about
"1l kilogram to 100 kilograms of leaves, production of coca
paste (the first processing step in the production of
- cocaine) is usually in laboratories close to the small
coca farms located along the Andes. The paste is then
moved to major processing laboratories in three countries.
Small amounts also move to four other countries with cur-
rent data indicating” that these latter routes may be ex-
panding in overall importance. The paste is converted in
small laboratories to cocaine hydrochloride, the finished
product, which usually requires two simple chemical pro-

- cesses. In some cases the coca paste is changed to cocaine
base in intermediate laboratories closer to the growing
areas. In one country, a November 1973 U.S. Embassy study
indicated that laboratories had produced 770 to 880 pounds

of cocaine. The agent in charge in another country estimated
that from 550 to 1,100 pounds are either produced or trans-
shipped to the United States each month. In July 1973,

68 pounds of cocaine were found in a load of bananas aboard

a ship in Baltimore, Maryland, which had recently arrived
from South America.

HBeroin

While several small illicit poppy fields have been
located in three countries in South America, its involvement
with heroin has been basically as a transshipment point for
European-produced, and to a lesser extent, Asian-produced
heroin. (See map on p. 14.) Large seizures of from 36 to

136 pounds have been made in three countries and the major
cocaine and contraband routes on the west coast have also

been used to move heroin. A current situation developing
is the exchange of cocaine in Europe (where demand is

13
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growing) for heroin to be shipped to the United States.

A major trafficker, now serving a 20-year sentence in

New York for heroin conspiracy, handled large volumes of
heroin via contraband routes from one South American country,
across to the Pacific Coast through two other South American
countries and various Caribbean Islands to the United States.
After the trafficker's arrest and the arrest of various
associates, traffic in heroin appeared to decrease.

Marihuana and hashish

The main source of marihuana is in one country, with
smaller crops in most other South American countries. The
mar ihuana grown in South America is usually locally consumed
and marihuana abuse seems to be the major drug problem in
South America, except for the high use of coca by the Indians
living in the growing areas and to a lesser extent by those
living in several cities. While there is little data avail-
able on South American production of hashish, shipments have
been seized in two countries.

Hallucinogens

LSD and other hallucinogens found among certain groups
or communes in South America have usually come from the
United States and are not considered an important problem
at the present time. However, many varieties of plants
indigenous to South America, when ingested, cause LSD-type
effects and in some cases have not been placed on the con-
trolled substance list, making them a potential target for
future importation and abuse. Also, a DEA agent stated
that a drug firm in one country is producing ergotamine,
which is a basic precursor used in the production of LSD.

Other dangerous drugs

Amphetamines and barbiturates are abused by local
citizens; however, there is little effort to control over-
the-counter sales and there are no indications that South
America is being used to supply dangerous drugs to the
United States. However, several countries have the in-
dustrial capacity to do so and may increase production if
the United States is successful in stopping the traffic from
other countries.

15



CHAPTER 3

LACK OF INTELLIGENCE SHARING AND AGENCY COOPERATION

DEA has established a number of programs to obtain
information on drug trafficking routes and methods used in
South America and during fiscal year 1973 a total of 54 traf-
fickers were arrested in South America of which 19 were high-
level (class 1) traffickers. (For fiscal year 1974, a total
of 168 South American traffickers were arrested, of which
48 were class I.) In each of the countries we visited, how-
ever, agents and other officials expressed concern over the
lack of good intelligence on the size and nature of traffic
in specific regions and on the location of drug conversion
laboratories.

The effectiveness of enforcement effort--making important
- arrests and seizures--depends upon the gquality and quantity of
information (intelligence) that is available to those making
enforcement decisions. While some arrests and seizures are
made cold (without intelligence), the arrest of a major drug
trafficker 1is usually the result of long and tedious hours of
gathering and analyzing information. 1In South America, infor-
mation gathering is even more important, since most countries
lack effective drug and customs laws and sufficient profes-
sional and well-trained enforcement personnel to work the
streets and borders on a regular basis.

Intelligence is obtained from a variety of sources using
several techniques such as informers, undercover buys, and
surveillance. Also, other agencies may already have valuable
information that, if made available, could be very useful. At
the time of our review, the South American regional office had
implemented several intelligence probes to obtain additional
information. However, we found that intelligence activities
were not effective because:

--DEA and CIA disagreed on intelligence roles thereby
limiting cooperation and data sharing.

-=-Data available on the movement of international traf-
fickers was not systematically obtained from or pro-
vided to all agencies involved.

--Customs' intelligence previously developed was no
longer available due to its changing role.

ie



--Intelligence was not gathered with Customs' requirements
in mind.

--Additional funds were needed for purchasing informa-
tion.

--Data was not developed on dangerous drugs.

DISAGREEMENT BETWEEN DEA AND CIA ON
NARCOTICS INTELLIGENCE ROLES

The development of foreign narcotics intelligence is a
prime responsibility of certain DEA and CIA officers stationed
overseas. This dual responsibility for narcotics intelligence
was assigned to DEA and CIA by Presidential directive.

Until 1969, BNDD had the primary responsibility for col-
lecting and analyzing foreign narcotics information. In 1969,
CIA was reguested directly by the Executive Office of the
President to use its foreign intelligence resources to support
the U.S. international narcotics control program. With the
formation of the Cabinet Committee on International Narcotics
Control (CCINC) in 1971, CIA was assigned the responsibility
for collecting and analyzing international narcotics intelli-
gence by clandestine means.

On July 27, 1972, the President issued Executive Or-
der 11676, establishing within the Department of Justice an
Office of National Narcotics Intelligence. The order assigned
the Director of ONNI responsibility for developing and main-
taining a National Narcotics Intelligence System in conjunc-
tion with Government measures for (1) restricting the illegal
flow of narcotics from abroad, (2) strengthening domestic law
enforcement activities of Federal, State, and local agencies
in the narcotics area, and (3) initiating programs for drug
abuse prevention, education, treatment, and rehabilitation.
Issuance of the Executive order was followed by an appropria-
tion request which the President transmitted to the Congress
specifying that the mission of Narcotics Intelligence is "to
coordinate the determination of narcotics intelligence re-
quirements and the collection, analysis and dissemination of
narcotics intelligence from both overséas and domestic
sources."

This respdnsibility was transferred to DEA by Reorgani-
zation Plan #2 which created DEA on July 1, 1973. Under this
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plan, all drug intelligence responsibilities previously vested
in BNDD, ONNI, Customs, and other agencies involved in drug
enforcement were transferred to DEA's Office of Intelligence.

According to the "Federal Strateqgy for Drug Abuse and
Drug Traffic Prevention 1974":

"The Cabinet Committee has assigned the highest
1974 overseas priority to efforts designed to im-
prove the collection, analysis, and use of drug
intelligence and to upgrade the quality of foreign
drug law enforcement. The CIA has been directed
by the President to assume lead responsibility for
the collection of international drug intelligence.
Their effort will be augmented by the DEA which
has significantly increased its number of overseas
agents."

CIA officials provided us with the following summary of
guidelines issued by CCINC on how the CIA should be used to
collect narcotics intelligence.

-~Designate the CIA Chief of Station as the focal point
within the U.S. mission for coordinating narcotics
intelligence collection.

--Direct other mission elements to submit their plans
for "special collection” for prior and continued
coordination to the Chief of Station.

--Direct the Chief of Station to keep narcotics intel-
ligence collection priorities and targets under con-
tinuous review to insure maximum effectiveness of mis-
sion collection efforts.

--Require that all narcotic sources be registered with
the Chief of Station prior to operational use.

--Depending on local conditions, designate the Chief of
Station as central depository for all narcotics intel-
ligence.

--Assign to the Chief of Station the responsibilities for

advising the Chief of Mission as well as other offi-
cials on using the intelligence product locally.
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Guidelines in South America

various documents obtained in different embassies in

South America outlined basically the same structure as pre-
sented above, stating that the CIA will coordinate all intel-
ligence activities related to narcotics suppression, and that
all intelligence activities and informants will be cleared
through them. However, these documents are not clear on just
what constitutes useful intelligence or how it will be ob-
tained or disseminated.

While we have information on the number and activities of
DEA agents in South America, CIA officials would or could not
provide specific information on the number of their men as-
signed or time spent in gathering drug intelligence. However,
from various documents and discussions it was apparent that
CIA had played an active role.

DEA/CIA relationship causes
problems for both agencies

DEA agents throughout South America stated that CIA in-
telligence is of little or no value, while CIA officers
claimed that their intelligence efforts had resulted in a
number of important arrests and/or seizures, and that DEA
has failed to follow up effectively in some instances.

A review of CIA narcotics intelligence on Latin America
‘revealed the intelligence reporting not only gives specific
actionable leads for DEA enforcement action but also an over-
‘all picture of major narcotics trafficking throughout Latin
America. There have also been a number of major arrests and
seizures based on CIA intelligence. Better investigative
followup of CIA intelligence by DEA should be possible when
the intelligence analysis capability of DEA is strengthened.
Based on an evaluation of DEA files and through discussions
with DEA and CIA agents and officials, the following problems
were identified.

1. CIA is precluded through legal restriction from con-
ducting foreign intelligence operations against U.S. .
nationals. This also applies to narcotics intel-
ligence. At times, DEA has expressed concern be-
cause CIA does not assist in collecting intelligence
in cases involving narcotics traffickers who are
American citizens.
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2. There are legal restrictions on using CIA intelligence

in the enforcement process and because it concen-
trates on clandestine collection, CIA must protect
sensitive intelligence sources and methods.

3. DEA, because of inherent short-term limitations of
an enforcement approach and a lack of or inability
to effectively use trained intelligence officers
overseas, has not been able in the past to exploit
intelligence leads provided by CIA as effectively
as it would like to. This is improving as the in=-
telligence collection and analysis resources of DEA
are expanded.

4. DEA and CIA were not keeping each other advised fast
enough concerning drug operations, thereby setting
the stage for embarrassing encounters that jeopard-
ized cases, agents, and the informer involved.

5. Local enforcement agencies were reluctant to work
with DEA because of its relationship with CIA.

6. There is a need for an increased effort by both CIA
and DEA officers overseas to share and exchange
techniques and information on a regular basis.

Problems arise because of
different DEA and CIA approaches

While some of the problems between DEA and CIA in South
America arise from the natural jealousies of competing
intelligence/enforcement groups, we found that these problems
were also the result of (1) different objectives, (2) d4if-
ferent modes of operation, and (3) lack of trust.

Different objectives

DEA's objective is to stop the flow of drugs by having
traffickers arrested and drugs seized. Informers they culti-
vate must lead to this end, and in many cases the informers
are working for DEA because of their own involvement in il-
legal activities. 1In other words, they are helping DEA ap-
prehend other drug traffickers in hopes that DEA will be able
to help reduce or eliminate their chances of serving a jail
sentence. DEA also buys information from informers not
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involved in illegal activities, taking the necessary
precautions to protect their identity when possible. However,
DEA's protection of these sources is hampered because cases
are made in cooperation with local enforcement groups and are
subject to trial by the courts.

CIA's main mission is to develop intelligence on the
security of the United States, usually through covert opera-
tions. Much of its intelligence comes from highly paid in-
formers that have been cultivated and groomed over many years.
DEA wants to verify information provided by CIA or use it to
make an arrest or seizure but CIA informers are then subject
to being "burned" (identified) by those involved. Because
these informers are valuable and work under risk, CIA takes
every precaution to protect them.

CIA's role in narcotics intelligence requires clandestine
collection from which DEA can pursue effective enforcement
operations. CIA's sensitive intelligence sources and methods
cannot be brought into the prosecution process developed by
DEA because they would be exposed and rendered ineffective.

Mode of operation different

DEA activities are overt and any police work in a foreign
country must be accomplished in cooperation with local police.
Usually the basis for making an arrest comes under as much or
more review as it would in the United States but in most in-
stances DEA wants to take credit for their own efforts and
give credit to local officials for their assistance.

CIA activities are usually covert and the one thing CIA
officers do not want is to be given publicity for their ac-
tions. While local agents may work with CIA or eventually
take the necessary actions desired or requested by them, this
relationship is held in the strictest confidence. Because
DEA agents work openly, a CIA station chief stated that DEA
agents may become open targets for violence. -

Lack of trust

Because of their covert operations, the way in which
documents and reports are classified, and especially the way"
in which their facilities are openly protected, the name CIA
causes much awe and wonder. It is not uncommon for DEA agents
to refer to the CIA as the "spooks" or to express amazement at
how such a large organization can operate without any outward
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signs, such as arrests or seizures, to justify their existence.
In most countries we visited, the CIA added to this veil of
mystery that surrounds it by refusing to provide us with any
drug intelligence reports or to divulge their level of effort
in this endeavor. DEA agents also express bitterness over
CIA's authority and responsibility to coordinate the registra-
tion of informers.

Further investigation showed that this was not a delib-
erate effort to be uncooperative. CIA reports are restricted
to executive agencies and appropriate congressional oversight
and other committees. In Washington, CIA permitted GAO to
review a number of narcotics intelligence reports on Latin
America. 1In our opinion, these reports made it clear that
CIA has indeed provided DEA with a large amount of important
information on the narcotics situation in Latin America.

To help alleviate any confusion or duplication of effort,
CIA was directed to establish an informer-source register to
screen and monitor informers used by Federal agencies in for-
eign countries. While this does help prevent the United
States from paying informers for the same information more
than once and prevents the possibility of one informer working
against another agency's informer, DEA feels that this places
limits on its intelligence-gathering capabilities. DEA agents
complain that through this system CIA is able to keep all good
informers for their use or that knowledgeable informers work-
ing for other agencies being used for relatively unimportant
purposes are not available to develop narcotics intelligence.
We were told that when requested to query another agency con-
cerning the possible use of their informer by DEA, CIA takes
an unreasonable length of time to obtain approval. This some-
times results in DEA losing the opportunity to make a case.

In investigating this allegation, CIA officials told us
that in the context of its overall foreign intelligence mis-
sion, it maintains the narcotics register as a service to DEA
and other U.S. Government agencies to prevent overlap of con-
tact with the same individual or the acquisition of a pre-
viously reported unreliable source or intelligence fabricator.
They said that DEA requests for information on'a prospective
informer are processed as soon as a thorough check of the
pertinent records can be made.

CIA officers expressed concern about DEA agents with

little or no foreign experience and in some cases with limited
enforcement experience being allowed to operate in foreign
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countries. Embassy officials have also expressed concern over
this, stating that DEA agents in some cases are a real threat
to the in-country relationships that have built up over many
years. Also, embassy officials in two countries stated that
they did not like the idea of having DEA agents responsible

to a regional director, nor did they see why DEA regional
responsibilities would take precedence over in-country
activities.

DEA officials disagree on
what DEA and CIA roles should be

While all DEA officials agreed that CIA could provide
valuable information, DEA enforcement division officials
stated DEA should be given complete authority for drug intel-
ligence with CIA reverting to its role of providing assistance
when requested. Intelligence division officials stated that
until DEA can fully develop and refine its own capability in
foreign countries, CIA should retain its current responsibil-
ity but that more specific quidelines should be issued. The
DEA administrator agreed that CIA should continue in its pres-
ent capacity, stating that it would be several years before
DEA could develop sufficient expertise to take over. He also
stated that it would be necessary to meet with both DEA and
CIA field agents and officials to overcome any problems and
to insure that they are cooperating fully.

DEA
DEA intelligence officials told us in October 1974 that:

--The CIA mandate to take the lead in collecting narco-
tics intelligence does not conflict with DEA's mandate
to coordinate the determination of narcotics intelli-
gence requirements and the collection, analysis, and
dissemination of narcotics intelligence from both
overseas and domestic sources.

--While conflicts have arisen in some areas, as a whole
the cooperation between the two agencies has been ex-
tremely close and mutually beneficial. 1Individual
agents, special agents in charge, and even regional

-managers do not have the entire picture of this cooper-
ation in every instance. Numerous investigations by
BNDD and DEA have been initiated and jointly followed
to conclusion as a result of this cooperative effort.
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Enforcement activity has, on occasion, during the early
period, been hampered by individual conflicts, all of
which have been resolved on local or headquarters
level.

--Joint CIA/BNDD and CIA/DEA cables clarifying operating
guidelines were sent to the field in June 1973, and
again in late 1973. Pollowup meetings and discussions
have further clarified this role and, in fact, served
to cement relationships between both field operatives
and headquarters personnel.

DEA enforcement officials told us in October 1974 that
notwithstanding the above comments by DEA intelligence offi-
cials there were still serious disagreements as to what
DEA/CIA's role should be.

CIA
CIA officials told us in October 1974 that:

--DEA/CIA cooperation has at times been hindered because
of a lack of understanding by DEA field officers of the
nature and scope of CIA's approach to collecting for-
eign narcotics intelligence. CIA's primary responsi-
bility is developing information that requires clandes-
tine means to produce important leads for enforcement
followup. CIA concentrates on developing an intelli-
gence springboard from which DEA can launch investiga-
tive followup. At times, this may cause delays in us-
ing such information for enforcement action but this is
a natural outcome of the conflict between a long-term
intelligence collection approach versus a short-term
police oriented methodology. Two different techniques
are being applied to the same problem. These are some-
times incompatible in the short-term, but both are
needed to achieve the ultimate objective. The conflict
of interest that may arise during the early stages of a
particular narcotics case over minor procedural issues
does not have a major impact on the final outcome of
enforcement actions which are pursued. [Note: The
Department of Justice told us that CIA's comment con-
cerning the impact of this conflict of interest may be
understated. Since DEA investigations must ultimately
stand the test of due process of law, "minor procedural
issues" such as illegally obtained or tainted evidence,
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or CIA association in any manner with a DEA
investigation, have a vital impact on the final out-
come of prosacutions. Thus, the conflict is not just
"a long-term intelligence collection approach versus

a short-term police-oriented methodology," as CIA puts
it. The conflict is "usable versus unusable drug in-
telligence."” To overcome this conflict, new guidelines
for DEA/CIA coordination are now being formulated.]

-~-In reality, there are long-term advantages from imple-
menting a dual, clandestine, intelligence collection
approach used by CIA and the enforcement approach pur-
sued by DEA. CIA has the capability to acquire the
difficult and most protected information from which DEA
enforcement operations can evolve. The development of
the International Intelligence Division in DEA, which
includes regional intelligence units, should improve
interagency cooperation. DEA intelligence officers
will form the working-level linkage between the infor-
mation produced by CIA collectors and the needs of DEA
enforcement officers. Through the newly developed DEA
regional intelligence units, CIA information can be
collated, analyzed, and processed in a form most mean-
ingful to enforcement officers. Many of the issues are
procedural questions which unavoidably develop from the
working=level doctrinal differences between DEA and CIA
professional methods of operation. They are not, how-
ever, problems of sufficient gravity to have an impor-
tant impact on the success of the U.S. international
narcotics control program. [Note: The Department of
Justice told us that DEA is also establishing the ca-
pability to acquire difficult and protected information
from which DEA enforcement operations can evolve. Once
established, DEA's capability can be more accurately
targeted to mesh with enforcement action and support
prosecution.]

~--CIA and the DEA International Intelligence Division
have substantial resources to establish a coordinated
program of intelligence exchange. An important amount
of narcotics intelligence concerning Latin America,
has already been shared between the two agencies in
Washington and overseas. A large effort has been made
to develop the working-level framework of procedures
to insure this exchange on an ongoing basis.



--There is a great potentlal for increased effectiveness
of U.S. antinarcotics programs in Latin America because
~of the present complementary relationship of DEA and
- CIA objectlves. DEA officers will be concentrating
primarily on enforcement actions and upgrading the host
government narcotics control program. The CIA objec-
‘tive is collecting intelligence for use by DEA and the
Embassy Narcotics Control Committee. CIA does not con-
~duct intelligence collection operations against Ameri-
can citizens trafficking in narcotics overseas but in-
telligence reports that are actionable in enforcement
terms are disseminated rapidly to DEA for followup.

DEA and CIA have worked together to establish an effi-
cient system for exchanglng such intelligence, includ-
~ing collection requlrements, in a matter of hours 'if
necessary. !

f-DEA intelligence and enforcement offlcers engage in
followup enforcement action and- analysis df CIA intel-
llgence to the extent that the present availableée man-
power permits. Many CIA intelligence reports give an
overview of specific narcotics trafficking networks
and their activities which makes available timely de-
scriptive material to DEA for developing enforcement

_operations. It is expected that the increased allo-

- cation of DEA manpower and resources to intelligence

, activity in Latin America will increase-its capability
to exploit CIA lntelllgence more thoroughly, leading

j to enforcement actlon agalnst major trafflckers.

" -=Some of the complaints orlglnally raised by CIA and DEA

" ’‘people about each other result from their early contact

" over the differences 'in methodology and doctrine. How-
ever, these irritants have been resolved in the field

‘and at the headquarters level by developlng new pro-
cedures,

_ State Department off1c1als told us on February 19, 1975,
that guidelines in this area, insuring the establishment of
an effective system for sharing intelligence, have been pre-
pared and distributed to all concerned and appropriate over-
seas posts.

‘The Department of Justice told us that it agrees with
our observation that the dual DEA/CIA responsibility relating
to narcotics intelligence has created problems and that only
limited cooperation existed between the two agencies in 1973.
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However, it said that after the creation of DEA in July 1973,
many of the problems were resolved because of closer coopera-
tion between the agencies and that these cooperative efforts
continue on a daily basis.

LIMITED EXCBANGE OF INTELLIGENCE
ON INTERNATIONAL DRUG TRAFFICKERS

South American countries have long been involved in all
types of smuggling activities and many have been havens for
criminals of all types. Combine this with corruption and the
lack of effective laws, regional cooperation, and adequate
communications. South America then emerges as a very attrac-
tive place for drug activities. Drug traffickers understand
and exploit these weaknesses, moving back and forth among
countries with relative ease on legal or illegal citizenship
documents. Also, many traffickers travel to the United States
or are fugitives from U.S. courts.

Because of ineffective extradition laws and the difficul-
ties encountered by DEA in having traffickers prosecuted in
South America, one of DEA's main objectives is to find some
way to get traffickers to the United States for trial on dru